Weaknesses in the Croatian public administration pose one of the most important impediments to advancing reforms in the country, which requires a restructuring and modernizing of the public administration in the context of European integration as well as in the perspective of economic recovery and growth. The present article analyses the present state of fulfilment of the administrative criteria for EU membership in Croatia, particularly questioning the fulfilment of European principles of civil service, claiming that reform of this sector is crucial for a modernized, transparent and efficient public administration.
Introduction
Administrative capacity is required for implementation of Croatia's commitments undertaken under the Stabilisation and Association Agreement (SAA), which Croatia signed in 2001 and which eventually came into force in February 2005. Among the obstacles identified by the European Commission to Croatia's obligations under the SAA is also weak and inappropriately skilled public administration. The implementation of a comprehensive public administration reform is not only a prerequisite for the European integration process but is also a necessary ground for economic growth and the development of the candidate country.
Croatia was asked by the World Bank and International Monetary Fund to reduce its public expenditure in order to fight public debt and fiscal sustainability. It is also expected that the reform of public administration would indirectly encourage inward and foreign direct investment. Among the important structural challenges Croatia is facing, the European Bank for Reconstruction and Development (EBRD) has also included the acceleration of reforms in the public administration and the judiciary. In order to address such challenges, the Croatian authorities should, inter alia, strengthen efforts to enhance the transparency and efficiency of, as well as reduce corruption in, the judiciary and public administration, in order to meet EU 200/1/00, available at <http://www.consilium.europa.eu/ueDocs/cms_Data/docs/pressData/en/ec/00200-r1.en0.htm>. 3 A detailed account of administrative law principles in connection with the European Administrative Space can be found in OECD, "European Principles for Public Administration", SIGMA Papers (1998) The above-mentioned four sets of criteria that the candidate counties must adhere to prove that the absence of a formal legal body that would regulate public administration at the level of the Union, as well as the lack of common administrative procedural rules and unique institutional arrangements, does not mean that European supranational administrative law is nonexistent. It exists as a "non-formalised acquis communautaire" made up of administrative law principles, even though without formal convention. 9 praksu javne uprave [Croatian Public Administration, A Journal for Theory and Practice of Public Administration) (2006), 123-154. 6 For example, under the EC Treaty, Art.253 provides the duty to give reasons; Art.88(2) provides the right to be heard in relation to the control of state aid; and Art.287 imposes the duty to observe rules of professional secrecy and to respect the confidentiality of information given to European officials by companies as well as by natural persons. 7 Institution building was given a high priority in several previous enlargement processes (in 1986, when Portugal and Spain joined the EU; and in 1995, when Austria, Finland and Sweden joined the Union) but was particularly strongly emphasised during the latest enlargement process that allowed Central and Eastern European countries to join the EU in 2004 . The candidate countries of that time were asked to develop their administrations to reach the level of reliability of the European Administrative Space and to reach an acceptable threshold of shared principles, procedures and administrative structural arrangements. In addition, candidates were asked in the latest enlargement not only to attain a minimum standard of quality and reliability of public administration but also to reach the future average level of quality of public administration of member states. 
The Croatian Accession Path and Initial Steps in Public Administration Reform
Public administration reform and restructuring in the Western Balkans, in general, and for Croatia, in particular, is essential in the context of European integration for several obvious reasons. Firstly, sufficient administrative capacity is a prerequisite for implementation of the commitments undertaken in the Stabilisation and Association Agreements. Secondly, due to the socialist bureaucratic legacy, there is an apparent need in all of the countries of the Western Balkans to reform policy management, increase efficiency and privatize certain public tasks. Thirdly, candidate countries and potential candidates are transition countries whose public expenditure had to be reduced in order to improve debt and fiscal sustainability.
Fourthly, public administrative reform is both an essential prerequisite for and an integral component of the fiscal reforms aimed at bringing about equilibrium in overall government revenues and spending. Reform of the remuneration system for civil servants constitutes an important component of fiscal reform but also sets a ground for an attractive, merit-based civil service. Profound institutional and organizational reforms are required to achieve the latter objective. Finally, successful implementation of the acquis and its enforcement once the candidate country becomes a member state is worthless without functional horizontal governance structures and systems, such as procedures for administrative actions and mechanisms to ensure that the performance of civil servants is in line with EU standards. organizations. The law also reformed the remuneration system, prescribing that salary should reflect the job complexity of each civil servant. 28 The number of civil servants has started to be reduced, particularly in the ministries of defence and internal affairs, as well as in the state administrative departments.
The current government has also listed public administration reform at the top of its priorities.
Its governmental program states that a rapid and complete reform of public administration should be achieved through the consolidation of state institutions, the regulation of relations in the political system with a strengthening of the principle of public accountability and the separation of the political system from the system of public administration. 29 The current government's position regarding the need for reform and modernization of public administration in the context of European integration emerges from a threefold motivation.
First, as a potential EU member state, Croatia should have sufficient administrative capacity to fulfill obligations undertaken under the Stabilisation and Association Agreement. Secondly, public expenditure should be cut in order to achieve borrowing and fiscal sustainability.
Finally, the current state of affairs in the public administration requires improvement of policy management and its coordination. administration are also established in the local (regional) self-government units. In addition, for certain tasks, branch offices can be established at county, municipal or city level. At the lower level, the state administrative departments in each county are in charge of the first degree administrative procedures. 36 Ivan Koprić suggests that Croatian public administration reform should first and foremost achieve administrative development based on the traditional Weberian model of an organized, well-documented, impartial, ethical, professional and efficient public administration. Only subsequently will it be able to apply modernization-oriented reforms inspired by the doctrines of new public management and of good governance that "aim at result-oriented budgets, creation of autonomous executive agencies and their separation from policy tasks (which are kept within ministries), transition from status personnel relations to contract labour, etc."
37 As an intermediary reform path, Koprić advocates so-called "minimizing reforms", which try to "narrow the public sphere and to widen the sphere of the private initiative by radical reduction of the public administration" 38 and are also oriented towards public administration modernization. It is precisely this type of reform that has been applied in the majority of continental European countries. 
EU Assistance to the Public Administration Reform Process
Being aware that functional public administration strengthens democracy, the European Union has mobilized significant resources to help recent EU accession countries to meet the requirements of membership related to public administration reform. 40 The EU has been the most serious foreign donor supporting administrative capacity building in Croatia under the delegation considers that public administration reform is a long-term, continuous process of high political importance, since it affects everybody within society. Secondly, the programs supported by the Community funds through the delegation in Croatia take into consideration the legal tradition and culture of the country in which public administration reform is conducted. Therefore, reform of the public administration must be in conformity with the legislative and political system of the country. Subsequently, four ministries and the SDUU should benefit from a capacity building program that includes a thorough introduction to the practical application of the new legal framework and procedures, as well as internships abroad. Thirdly, the project is supposed to analyse the new civil service system, its legal framework and procedures in practice. Finally, once the testing phase is finalized and guidelines and manuals on procedures formulated, it is expected that the complete system across the state administration will be implemented.
CARDS
The overall conclusion of the 2006 Progress Report is that the issue of public administration reform continues to represent a major challenge for Croatia. It will require serious sustained attention from the authorities if Croatia is to eventually enjoy the professional, efficient, accountable, transparent and independent public administration it needs at the central and local levels. Such efforts are also needed to provide an important basis for the successful implementation of the acquis. as the requirements related to specific, urgent and unforeseen needs identified in the course of the accession negotiation emerge.
It is expected that this 'emergency-exit' should: help in the adoption and implementation of the acquis in particular areas where assistance is still necessary; strengthen the institutional and operational capacity of public administration bodies in view of their future role in the implementation of the EU acquis; develop human resources in the public administration institutions relevant to the implementation of the EU acquis; facilitate public administration reform; and develop the institutions involved in the current and future management of EC funds, and in the protection of these funds against fraud, other irregularities and corruption.
Other International Donors
Apart from the European Commission donations towards public administration reform, several other development partners have been involved in public administration reform parallel to the process of European integration in Croatia: the UK Department for
International Development (DFID), SIGMA, the World Bank, USAID and the Swedish and Danish governments.
The USAID democracy program supports democratic institutions focused on improving good governance and civil society with the aim of ensuring accountability and securing broadbased citizen participation. For example, USAID strengthens Croatia's local governments in cities, towns and municipalities by increasing their capacity to develop and manage budgets, promote economic activity and manage public infrastructure. It is expected that through USAID's democracy programs Croatia will be able to develop a cadre of capable and transparent local governments ready to assume their new responsibilities and the additional burdens that follow decentralization. Furthermore, USAID's NGO sector initiatives will have improved their organizational and financial capacity, leaving behind an influential network of NGOs that will be able to function as advocates for further democratic reform.
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The World Bank study on the Croatian public sector found that it is expensive, fragmented, poorly coordinated and subject to political influence. Since the present article claims that the majority of changes in public administration would occur should the most motivated and skilful workforce form the basis of the civil service, the following section will deal with an apparent need to establish a means of attracting and retaining qualified people, particularly in senior managerial positions, which are still politically determined in Croatia. A glimpse of hope that this may be achievable is offered by a new Law on the Civil Service, which was passed in 2006 and became effective as of 1 January 2007. The main criticism that might be directed against this law is that it has left many critical issues to be resolved by implementing legislation, which is required if the law is to have any positive effect and to achieve full and proper implementation. To date, the thirteen implementing regulations that were foreseen have not yet all been adopted. Good governance also depends on an effective civil service. Patrick Keuleers has enumerated several requirements the civil service should fulfill in order to serve as a prerequisite of good governance. To begin with, it must be adjusted to the level of social and economic development in the country; it must be efficient and effective in the delivery of services; and it must be highly professional and capable of offering the best technical advice to the democratically elected government. In addition, it should be operated according to meritbased principles, combined with culturally sensitive management practices. Subsequently, the civil service must be loyal in the execution of the policies of the acting government, while operating in accordance with the Constitution and the law, at the same time as being strongly 58 SIGMA is a joint initiative of the Organization for Economic Co-operation and Development (OECD) and the European Union. It supports public administration reform efforts in countries in transition and is principally financed by the European Union's Phare Programme. 59 OECD, "European Principles …", op.cit. note 3. committed to the public interest. It should then be disciplined and intolerant of unproductive or unethical behaviour, while at the same time its workforce should be honest and devoted to serving the population in an unbiased and impartial manner. The civil service should represent all society, including the members of minority ethnic communities or disadvantaged groups. It should be capable of and willing to develop partnerships with various groups and organizations in civil society. Finally, civil servants must uphold fair and transparent administrative practices and should be accountable to the citizens and their representatives.
Regional School of Public Administration
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As part of the criteria to be fulfilled by the civil service system regarding a professionalized civil service and the qualification of its workforce, Keuleers considers that state officials must be willing to hire the best people available at each level, based on a fair and transparent recruitment process and to maintain competitive pay practices that will foster a motivational climate for state employees. In addition, it is essential to ensure strong support in terms of proper training and development at all levels. 
Costly Wages and Insufficient Salaries
Previously, it had been said that the Croatian public administration was composed of state administration, local self-government and public services in the realms of education, health, welfare, science, etc. The total number of civil servants in the state administration amounts to approximately 52,000, complemented by approximately 10,500 civil servants in all local and regional self-government units. 63 Compared to other countries in the region and to new EU member states, Croatia stands out because of the large size and cost of the public administration. The total wage bill of the public administration is almost one-third of all current expenditures, which ranks Croatia at the top of public sector wages expenditures in 63 Previously, there were five categories of civil servants: (1) state officials who hold elective or purely political posts and whose tenure was subjected to a mandate of a party in power; (2) civil servants who held positions that involve exercise of public functions; (3) state employees who supported and auxiliary services in ministries and state administration organizations; (4) other public employees (teachers, doctors, employees of other public services delivered to the citizens by administrative organizations); and (5) employees of local self-governments and administration. See Antić, op.cit. note 36, 7-8. The new Law on Civil Servants has prescribed a new classification of civil servants' positions. Introducing three categories of civil servant, the Law has classified them into civil servants with managerial competences, higher ranked civil servants and lower ranked civil servants. The classification of state employees is still to be prescribed by governmental decree. 64 Increasing public debts are generated by the high unemployment rate in the country, which stands at around 15%; general public expenditure is at a level above 50% of GDP, with a significant budget deficit of around 6.5%. sector is needed, along with some other reform measures (such as fiscal reform, completion of the privatization process, institutional and structural reform of state and local administration, enhanced policy making and implementation, strengthened budgetary and fiscal discipline, and enhanced continuity in policy development and implementation), in order to set up a framework that will facilitate investment and development in the private sector.
Being aware that the modification of the civil service wage system constitutes an important component of fiscal reform, the government has attempted to prohibit the hiring of additional staff by issuing a Decision on Employment of Civil Servants in the State Administration Bodies and Public Services Financed from the State Budget until the necessary number of civil servants is determined in a decree on the internal structure of the state administration. 
Reform of Public Service Remuneration
Keuleers distinguishes between two main approaches to allocating individual employees to a grade in the civil service pay scale: (1) the "personnel-ranking system" or "man-in-rank" system; and (2) the "position system" or "job-ranking" system. In the personnel-ranking system (the so-called "career system"), the salary is only loosely connected to the content of the job. This qualification-based classification of employees allocates rank and pay based principally on the formal characteristics of the individual (educational background and seniority). The second system, the "position system" (or "job-in-rank" system) is a salary system, established on the basis of job evaluations and thus focused on job content rather than the personal characteristics of the job holders. 66 The Croatian legislative framework for civil service salaries applies the former system of payment related to academic qualifications and length of employment within the administration. The current administrative system classifies 65 "Odluka o prijamu službenika i namještenika u tijela državne uprave i javne službe koje se financiraju iz državnog proračuna" [Decision civil servants into categories that correspond to the actual competences of the civil servants.
These categories are subdivided into grades representing education levels in the country and echelons with regular pay increments based on seniority. The civil servant's salary consists of the multiplication product of the task complexity coefficient of the workplace in which the person has been placed and the salary calculation bases that are established by collective agreement. This product is increased by 0.5% for each completed year of service.
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Already, the previous government had announced that competence criteria should be applied in civil servant employment. During its tenure, the new system of civil servant remuneration and promotion was introduced, but without significant increases of the salaries. 68 The World
Bank and Sida have prepared in 2006 assessments of current practices in public service remuneration. As a result, a new salary system for public service has been designed and a new Law on Public Service Salaries and Employment was drafted. 69 However, what has not passed until present date is a new remuneration system designed for local government employees. The current government recently passed an implementing measure on salaries in accordance with the new Law on the Civil Service. It is hoped that the governmental decree will link salaries with performance and, in this way, resourcefully tackle the problem of motivation for joining and remaining in the state administration on the part of qualified and motivated people.
Introducing Professionalism and Eliminating the Politicization of the Civil Service
Despite clear recruitment and promotion provisions, politicization in the civil service still exists, particularly at the level of assistant ministers. Assistant ministers, who in fact carry out the tasks of director-generals, are not civil servants but are still political appointees. Such an arrangement has actually been undermining the continuity and professionalism of the public service for years, as the assistant ministers changes were affected by the electoral changes within the government. Given that appointments to assistant minister are exempt from the strict rules of seniority, these posts were, in certain cases, used to promote outstanding young gives rise to inefficient staff, being formed of the least ambitious and skillful employees. In addition, due to the complicated and even nonexistent procedures for the removal from office of public servants, the unintentional consequence remains firmly anchored.
Graduate recruits to the civil service tend to leave quickly, as soon as they are able to find better paid posts in private sector. The best young professionals are mostly discouraged to remain within the civil service due to a strict seniority principle that restricts career prospects.
Another obstacle to the attraction of qualified and motivated recruits lies in the problem discussed above of inadequate financial compensation, as their salaries are linked to the above-mentioned seniority principle, which foresees salary rising in connection with the duration of tenure. This factor, combined with the often great responsibilities and demanding tasks that they are assigned, causes high turnover in the staff of ministries at junior professional level.
Another discouraging element one faces when entering the civil service is a lengthy recruitment process. The Constitution and the Law on the Civil Service call for a public competition to enter the public service. In spite of such a provision, previously the ultimate decision to choose amongst the finalists of the competitive process lay with the minister or a delegate. Until recently, before the new law and a Strategy of Vocational Training and Professional Improvement of Civil Servants were passed, the recruitment process was based mostly on outmoded standards and often failed to produce any results. It is yet to be seen whether the legislative amendments will be able to facilitate employment in the civil service.
The new Law on the Civil Service, like the previous Law on Civil Servants and Public Employees, includes a probationary period and calls for a civil service examination before tenure can be awarded. In practice, the probationary period is underused for training. The assessment tests at the state public administration exam primarily evaluate candidates' knowledge of legal provisions, while additional skills and eventual other expertises (e.g., acquaintance with management, policy analysis and evaluation) are not at all taken into consideration.
The civil service suffers from high staff turnover and a lack of qualified personnel. In order to motivate young people to remain in the civil service, it is necessary to lower the requirements regarding the length of tenure for appointment to lower managerial positions. The experiences of the new member states as well as the practices from the European Administrative Space should be taken into consideration when initiating reform in human resource management. 
Increasing Efficiency by Modernizing General Administrative Procedures
The existing legal administrative system in Croatia is cumbersome and needs simplification.
The wide discretionary scope in legislation leads to inefficiency and legal uncertainty and facilitates corruption. Public administration in Croatia is not only costly, it is also less effective than it should be. These inefficiencies arise from imprecise, multi-layered and fragmented organizational structures. Civil servants are often endowed with a complex and bewildering allocation of tasks and responsibilities. It is generally considered among civil servants and administrative law experts that a better quality of administrative services could be achieved by streamlining procedures and reduction of bureaucracy through a modern Law 
Conclusions
The lack of European standards in the area of organization and functioning of the state administration does not mean that a candidate country is not obliged to meet a number of principles that are applied in the organization and functioning of the state administration of the member states and the principles applied in the European Administrative Space. Principles such as reliability and predictability, openness and transparency, accountability, rationality is not accompanied by a change in the behaviour of civil servants and their superiors. In order to meet EU standards of public administration, the civil service in Croatia should replace or release the inefficient civil servants and take on board qualified, educated, skillful and motivated people. This article has shown that the reform of human resource management in the public administration should be a primary aim of the state administration reform, as it is this kind of reform that should subsequently allow for other necessary reforms of the public administration to take place.
